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[NTERNATIONAL TERRORISM: CHOOSING THE RICHT TARGET

Brian Michacl Jenkins
The Rand Corporation, Santa Monica, Catifornia
March 1981

1s tte Soviet Unfon supporting and fostering internatlonal terror-
{sn? The sinmple answer ks yes. The Sovict Uulon does provide support
for terrorist activicies, but that does not adequately explaln the
existence and persistence of world-wide terrorism, More Important, in
polinting the flnger at Moscow, however guilty it oay be, we should be
careful not to dimlnish opportunities ta do something =ffcctive to
conbat Internaticnal tercoclsm,

It would be a mistake to leap from evidence of Sovletr involvement
to a conspiracy theory of terrorism. Consplracy theories have attrac-
tive featsres: They provide a single and simple cxplanation for
conplex phenomena, and they provide a villain, usuvally a "populac”
villaln: one who ts forelgn, ditferent, appears to be doing well, or
does not play by the same rules. For the lranlan militants holding
our embassy in Teheran, the Amerfcan government wat the devil--the
vgreat Satan," they called fe--behind all of Iran'e problems from the
country's political turmoil to the cultural shock of unveiled women
appearing In public.

The idea of a ceontral conspliracy with a master plan behind terror-
fsm appeals not only to the masses but also to the wighty. For one
thing, ft provides a worthy foe. Writing after the election last
November, Hamilton Jordan, PresiJent Carter’s closest advisor, clafmed
that natlonwide frustration over the hostage crisis ks Tran was the
prlnciphl factor In Carter's defeat. The fmpilications of that conc lu-
sion mugt be horrifying to any major potitical leader: a president of
the United States brought down by a handful of crazy militants without
micsiles, without armies! Terrorism, as some fn the previous adminis-~-
tratlon were fond of saying, is merely a nulsance. No one wanis to

fight, let alone be mortally wounded by a mere nulsance.
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1t 1s difficult to refute coanspiracy theories. 1f the KGB fsa’t
behind terrorism, then who 157 The expecrts begin by polnting out that
terrorism is a complex phenomenon, then drone on about the need tO
understand political, soclal, ecaonomlie, and historical Factors as well
as the impact of modera technology, stressing somewhere along the way
that no single theory explains the whole thlng. Fect shuffle; the
audlence yawns. Try to get that tnto a 75-secund cilp for the evening
news. But dark and vast consplracies, master villains with forelign
agents behind them--that's the stuff of povies and novels.

wWhat really is the Soviet role in tnternaticnal terrorism? The
Saviet Unlon has openly declared fts support of those it calls
"aational Liberation movements,” those who, in its deflnition, fight
against cotonlalisms and foreign intecference. Moscow publishes no list
of approved national liberation movenents and has no established cril-
teria that would encitle a group to recognition as a natfonal libera-
tion movement deserving Soviet support.

Actually, Soviet backing bas little te do with any speclffc quali-
fications of a group. Tastead, a natlonal ii{beration moveneat often is
a group whose objectives and activities happen to correspord with the
alms of Soviet foreign polflcy at a glven moment. Cenerally, natlonal
1iberation movements tave been Macxist guerrilla groups fighting
Vestern-oriented governcmenis tn the Third World. The Soviet Unlon pro~
videg them with various forms of direct aud indirect suppore, including
arms and Lraining, and sooce of those groups have eaployed terrorist
tactics--kidnapplng, hijackings, embassy selzures--in the course of
thelr struggles. Terrorist tactics have played an extremely fmportant
role in the strugzgle of the Palestinian groups, fur example, whose
meobers have recelved military training In the Soviet Union. This
tralning has {acluded instruction in guercilla warfare, bomb-naking,
techniques of sabotage; it may or may not include kidnapping and
hijascking.

Soviet allics and satellites provide support ta an cven wider
range of groups. Cuba has trained members of latin imerica's guerrilla
groups. Libya and South Yemon provide training facilitles and other

forms of direct support to Middle Eastern and West European groups not
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likely to be conaidered qatlonal liberatlon movements, Pateatinfans
and members of the Japanese Rced Army recelved tralning fn North Korea.

We cannot say that North Korea ot Cuba tratned people to become
terrocists. Howazver, Cuba counselled thew in terrocist activities--in
at least one case, advislog them rhat 2 well-established utdan guerrilila
group might kidnap business executives for a ranseo but that a new group
should not, lest it appear to be a criminal gang. But guch advice i3 3
long way from a blueprint for terecorise.

Palestinians who have received Soviet training along with Arad
financing have In tura provided tratning, weapone, asylum ot other
2sslstance to terrorist groups in Western Europe: M abers of West
Cermany's Baader-Melnhof and June T groups, Italy's Red Brigades, and
Spaln's Basque terrorists. A former high-ranking member of Italy's Red
Brigades, for example, talks of weapons provided by the Palestinlans.
In return, thesa groups have assisted the Palestinlans in thelr activi~
ties in Europe.

In sum, the Soviet Union and 1ts allies provide support to groupd
that have uscod tervorist tactics tn the course of thelr struggle.
Reciplents of this suppork, notably tl Palestinlans, have in turn sup-
ported groups who use terrorist tactlcs excluslvely. Beyond this point,
the evidence of Soviet support, let alone Soviet orchestratton, becomes
mutky.

The hottest controversy arlses from Soviet support of terrorist
groups 1n Western Europe--yet there 1s 1ictle evidence of direct 1inks
between the two, To be sure, the Soviets would be careful to conceal
such involvemest, because the West would take a far dacker view of
actflve Sovlet support in the form of money, wWeapons, and training for
groups like the Baader-Meinhof gang, the frish Republic Aruy, the
Basque separatists, of the Red Brigades of fraly than it would of
Sovlet fnvolvement in Third World struggles.

There is no convincing evidunce that the Soviets created Vestern
Europe's terrcrist proups or partlcipatcd tn the planning of executlion
of specific tecrorist opcrations In the West., Nor can 3 convincing
argument be made that Soviel support, dicect or Indirect, has been of

more than modest importance for Europe's tegrorist groups. True, the
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IRA acquired some wespons In Czechoslovakia, but arms have been smug~
gled to the IRA from the Unlted Stares, and a lot of money used 1o
purchase arms has been collected from sympathizers ln this country.
Most of the explosives used by the Basques are stolen froa construction
sites In Spaln. Italy's tercorfsts may have Czech ptstols but they
have also stolen weapons from arsenals in Italy. In today's world,
exnlogives and arms of all types ace widely avallable.

Finally, ft cannot be sald that euppoct frow the Soviets or froa
any other ouislde source has made tercoriste much more effective. Once
a person makes up his mind to become 2 terrorist, the demands for skill
and knowledge are no: very high. Tha constecalnta 2¢e not technical,
but human—~;he tenslon of living a double 1ife and beling on the rua,
the prospect of having no way out of & teecorist group except by way of
the cemetery or defection and probable fmprisonment.

Terrocrists have a high rate of success in thelr operations. But
tervorists can strika anytime they choose and their targets are vir-
tually unlimited. Afrports have tight security; trains and trala
stations do not. Iif one person is well protected, terrorists may
choose another not so well protected.

Planning by terrorisis is sonetimes extracrdinarily loose and
their perfermance 18 sometimes comic. Terroriets aleming a Soviet
bazoaka at an El Al airliner {n Pacrls missed and hit a Yugoslav alr-
liner instead. Terrorists have seldom attacked heavily defended tar-
gete, but they sometimes take big risks in allowing themselves 1o becowme
hostages, for example, when they seize enbassies. Often they get away,
not always because they are good dut because they trade the lives of
hosta _es for salfe passage to a friendly country or because goveraments
soaetimes sloply let thea go.

Publicly identifying Moscow as the seat of international terrorise
imposes some costs ¢n us, and may be counterproductive. Hard evidence
of direce Soviet tnvolvement must be marshalled; without it tle alterna-
tive will be to shade the allegation, giving gr.ater welght to che
easlly demonstrated fndlirect 1ink between Moscow and internatlonal ter-
rorlsm: Moscow supperts those wvho ald terrocists and thus is indirectly

culpable. But cven that elaboratton however true, fopresents 8 slight
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backing off a~d leaves 2a tmpression that the accusation may have gotten
beyond the evidence.

The selzure of the American embassy In lran, in oy vleu,'at least
temporarily healed the divislons that characterized the post-Vielnam era
{n the United States. Perhaps not slnce World War Il has Aserican
public opinica been so united on any fes_* of foreign policy as it has
been on the issue of recroclem, But linking the struggle agslnst inter~
pational terrorlism to the reneval of cold war chetoric faperils that
unity.

Having charged the Soviet Unlon with supporting i{nternatlional ter-
rorism, what ls the United States going to do about 1t? Terrorism, over
all, has been {ncreasing ia voluoe and geverity for the past 1} years.
Doubtless it wiil pereist. what if it doesn’t Jecline? wWhat if it coa-
tinues to fn-rease? Doea that mean we have not succeeded 1o gpetting
Moscow to destst in 1ts suppork of international terrorisa? Will it
pean that Mosecow is thuabing {ts nose at Washingtun?

ferrorism may decline for reasaons that have nothling to do with the
level of Soviet suppoft, particularly io Westera Europe which attracts
most of our attention here. The leadership of the Palectine Liberatlon
organization has reduced fts terrorist campaign i Europe for the tlme
being, fn a bid for legitimacy and respect {n Western capitale. Hard
pressed by authoritles throughout Europe, West Cermany's terrorists
have not been able to wmount a zajor operation since 197!, ltaly's ter-
rorists are stlll capadble of a major operation guch as Lhe recent kid-
napplng of a high-ranking magistrate ln Rome, but sulfered heavy losses
to police last yeal.

Statistics already show a shift from Western Europe back to Latla
America as the teadling theater of terrorist activity, This is largely
the result of growing polittcal turmoti In Central Amorlca. Argentlna,
Uruguay, and Brazil wiped out the t-reorist groups active in those
countrlies at the begloning of the 1970s.

Tha Soviet Unlon now {aces an tntriguing problem. If terrorism
decllncs now, will the world conclude that the Soviet Unlan really was
responsible for terrorism and has now ylotded to U.S. pressure?  This

reminds me of a discusston b unce had w.th the leader of an oppusition
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party in Cuatemala, accused by his goverament of having been behind a
spate of terrorist bombings in the caplital city. "We were not respon-~
sible," ke said, "but if the bombings stopped, everyone would think we
were responsible. It would confirm the goverament's accusatfon.” To
zaintata the credibility of the group's denial, the bombings had to
continue.

Most Important, publicly pointing a finger at the Soviet Unfon,
whatever the merits of the case, could fa fact cost us an opportunity
to do something effective about taternational terrorism.

Mowments of global agreenent on the matter of intecrnational terror-
fsm are rare. We ate at such a moment now. Like windows for space
shots--those short perfods of time when the planets and meons are cor-
rectly aligned--there are windows for launching diplomatic inltfatives.
Two recent trends have caused Llncreasing concern, and thereby create
new opportunities.

The ffrst is the fncreasing assaults on the diplomatle community.
Kidnapping diplomats and selzing embassles have become a cormen form of
protest and caerclon. Ia the past ten years, known terrorlist groups
and other armed milftants have taken cver embassies or consulates al-
most {ifty times--nearly half of them in the last two years. Thls does
not count the numerous timeg that mobs have sacked cmbassles or unarmed
protesters have occupled them without taking hostages., During the same
decade, nearly a hundred diplomats were kidnapped or murdered. last
year antl-Castro extremists gunned down a Cuban diplomat assigned to
the United Hat{oas. Last month, Basque terrorists kidnapped three con-
suls in Spain to demand the relcase of 300 of thetr jailed comrades.

It therefore seeas to be a propitious time right now to seck an
{nternational agreement reasserting diplomatle Immunity and calling for
diplomatic {s>latlon of those nations that are truly negligent in pro-
viding security for diplomats and cmbassles, or those who, like Iran,
align themselves with terrorlsts vho sefze emba. les. Such an agree-
pent could also call for sanctions agalnst any .atlion that fails to
prosecute or extradice terrorists who selze embassies.

The issue here Is not one of politics, but of the traditions and

laws that permit the conduct of diplomacy even betwuen adversaries.
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In thils area there is some frrernatiznal consensus. The world community
gencrally supported the amerfcan position im the Iranian <visis. True,
this support was in large measutre only verbal, but having created its
own politlcal and economic chaos Tran would have been to 2 degrce
{frunune to the sanctions that might have beun imposed. Ccnventlons are
only paper agrcements but they provide a basls for later enforcement.
Not surprisiogly, the diplomats of the world agree that they ought not to
be the targets of terrorism.

Another diplomatic inltlative might be timely right now--one afmed
at the Increasing employment of terrorist groups or terrorist tactlcs
by governments agalnst foreign foes or domestic dissidenza llving abroad.
List year, for example, while Iranfan militants were holling cur embassy
In Teheran, [ranfan hi¢ teams unsuccessfully attempted t2 assassinate
fran's former prime minister in Par{s and successfully assassinated 2
former Itankan offfclal tiving in Washington. Libyan assassinz roamed
the caplitals of Eurcpe, kililag Libyans who falled to heed Colonel
Qaddafi's warning to return Lo Libya. 1la 1976, anti-Castro extremists
fa this country murdered a former Chilean cabinet minister fn Washington
at the behest of the Chilean secret service. GCovernment-backed sssassi-
nattion campaigns are not new; we curselives cannot clalm fnnocence. v.5.
Senate investigations 1n 1973 concluded that the government had been
fnvolved in several unsuccessful artempts to assassinate forelgn leaders,
facluding Fidel Castro and pPatrice Lumumba. But government-backed
assassination campaigns fncreased, and [n some cases are belng operly
avowed in blatant disregard for the rules that govera faternational
relations. As in the case of attacks on diplomats, it might be feasible
to identify state-sponsored assassinatlons abraad a» a problem requiring
faternational a_tentlon and cooperatlon in the form of sanctlons agalast
violators.

Such agrec¢ments are difficule to enforce, but they can lead to more
actlve cooparation. For example, taternatfonal conventions on airline
hijacking and bllateral aprecments, together with pressure for {ncreased
socurity at airports, have reduced the numbir of terrorfst hijackiogs.
Now is the time for cxpanding conscasus and cvoperation still more. Yo
international agrecment will solve the problem of tercarism, but nelther

will extensive focus on Moscow's lnvolvement.
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if we publlcly blame the Soviet Union for terrorism, any measure
ve propose to combat it may be taken as merely an anti-Sovie= ploy,
and we will lose consensus. Some natlons will predictably reject all
antiterrorist weasures on those grounds alone. Cthers, Inzludling sove
of our allies, whatever they belleve, will find ft difficult for
reasony of pollcy to associate themselves with what appear to be
primarily anti-Soviet efforts.

The Sovier Unlon would find 1t awkward to openly oppose precisely
drawn conventlons that bolster diplomatic Immunity--the Soviets have
endassles, too--or that alm at state-spongored tercerism adSroad, Ulel-
mately, such ceonventlons could even constrain thelr behavior. But if
viewed as anti-Soviet Inftfatives, the Soviet Unlon has 1{rtte to lose
by opposition to Arzerfcan "schemes" that would, in thelr words,
deptive the oppressed of the worid of their legitimate riy it to (ight
for freedon,

We could seek new agreements on terrorise. If we go after the

Russlans dustead, the tertoriste may get away,

-
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